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We need a non-statutory provision that would have the legislature determine which
human service and justice programs should become a state responsibility and the
timetable for state assumption of selected programs, consider what performance
outcomes should be required, what entity should dehver the services and how the state
would pay for these programs from within the cufrent state shared revenue funding
provided to counties. In addition, the legislatur¢ should examine if any of these
programs can be privatized.
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4.Badger Basics:
State aids for
counties

Wisconsin’s counties have long had a special role in the state-local partnership.
Since the state’s creation, counties have been administrative arms of the state
government. Wisconsin has relied on counties to help keep the peace, provide human
service programs, and plan. Counties are the extension of state government. They are the
administrative partners in the state’s policies.

Among local governments, therefore, counties might be expected to have the
smoothest relationships with the state government. In fact, however, tensions have
grown, especially in human services programs. Counties are charged with administering
state programs. The state funds the programs and requires counties to provide a local
match. Counties have long complained that the level of state support is not sufficient to
fund its commitments and that they have to dig deep into their taxpayers’ pockets to
make up the difference. State officials have long complained that county programs are -
insufficiently accountable. As a result, state-county relationships have become more
difficult, and the human services partnership has become one of the most difficult.

‘The role of counties

The Commission has carefully assessed the role of counties in Wisconsin’s state-
local governmental system. The Commission believes the following principles ought to
guide the role of counties in the 21* century state-local partnership:

¢ The primary and traditional role of county government in Wisconsin has been to
serve as the administrative arm of state government. This role was dictated by the
public policy principle that certain revenue should be raised at the state level
where there is the greatest ability to equalize taxes. However, some services
should be delivered at the local level where there is the greatest accountability and
managerial flexibility. :
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Over time, Wisconsin residents have come to expect additional services from
counties above those required by the state, particularly in large counties such as
Milwaukee County and particularly in the area of quality of life. Such services are
regional in nature and include parks, emergency government, economic
development and various forms of transportation.

Under the principles outlined in this report, these county roles will grow in the
future. Counties will continue to be an important mechanism for providing local
responsiveness for programs of statewide interest. They will undoubtedly play an

enhanced role in organizing regional service delivery and functional
consolidation.

Changes in the role of counties will be subtle but important. Through
performance-based contracts with the state, counties will be held accountable for
every dollar they spend on the state’s behalf, and they will therefore have to place
even greater priority on innovation, consolidation and managing for results.

Because of the empbhasis placed on regional service delivery and functional
consolidation, counties will be required to play an enhanced role in area-wide
planning and area-wide service coordination. Counts ought to work hard with
their municipal partners in pursuing service integration and functional
consolidation. :

The Commission believes that these principles ought to apply, in particular, to human
services and justice services programs. The Commission has examined these issues, and

66. The Commission has determined that both human services and the
state justice services programs should be state responsibilities.
Statewide functions, the Commission concludes, should not be
funded by the properly tax. Hence, as a general principle, the
Commission believes that Wisconsin ought to move, as soon as

possible, to state funding for these functions.

The plan for doing so follows.

Human services

Human services programs account for a substantial share of the state budget. They

form a substantial part of the system that the people of Wisconsin have built to provide

for the needs of the state’s most needy citizens.

Human services are one of the major functions of state government. Human

service programs provide supports, social services, care and treatment for a number of in-
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need populations, which include children and families, disabled, elderly, low income, and
those who have mental, alcohol and other drug abuse problems. Many of the programs
are truly intergovernmental, involving funding, policy, and service delivery from a
multiplicity of federal, state, and local agencies—including at least five state agencies.
Among the human service programs the state and counties now administer are: abused
and neglected children, children and families programs, delinquent and status offenders
programs, child support, income support, W2 job training, long term care for the elderly,

physically disabled, and developmentally disabled, drug and alcohol addiction treatment
and prevention, and mental health services and treatment.

While the state provides much of the funding for human services, it also requires
counties to match state aids. The state’s level of investment combined with the counties’
contributions very often does not provide the necessary resources to meet client demand.
In addition, state courts independently impose their own requirements, especially for
juveniles, for those who pass through that system. The result is a human services system
that lacks a coherent and consistent set of principles to guide the delicate interplay
between expectations, funding, and results.

Principles for human services

The Commission concludes that the system ought to be strengthened to make it
more citizen-centered; to make clear the lines of responsibility for effective service

delivery; and to improve the system’s results. In particular, the Commission lays out the
following principles for the state’s human service system:

o Citizen-centered service. Citizens and consumers must have a voice in the
structure and shape of those human services that affect the quality of their
lives and their obligations as taxpayers. Decisions on the types and levels
of human services that will be funded, administered and provided by
government must involve the citizens who receive those services and
recognize fiscal constraints facing the state’s taxpayers.

* State-centered responsibility. State government is responsible for ensuring
that the system in fact operates like a system. The state ought to frame
policy for the state, fund the programs, and ensure effective results. The
state also ought to lead a broad debate about the level of service
provided—and what level of service is appropriate given the state’s ability
to pay.

® Performance-guided management. Performance, not mandates, ought to
guide the system. The existing mandates ought to be removed and
replaced with a process the focuses on results. The state ought to purchase
outputs and outcomes instead of focusing on inputs. The state needs to
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measure results to ensure that results, not spending, become the core of the
system.

* Counties as “general contractors.” The Commission believes that the
counties can play an important role in strengthening regional governance
and service coordination. That role is essential in human services.
Moreover, it is important that there be continuity in the service delivery
system so that the lives of service recipients are not disrupted by shifts in
service providers. Counties can play an important role as “general
contractors” and “planning partners,” to ensure efficient management and
effective coordination of services. Counties ought to be free to subcontract
with whatever service providers they believe can do the best job. .

* Cost-effective strategies. The system ought to promote cost-effective
strategies of care. In many cases, prevention is both cheaper and more
effective than institutionalization. The system ought not have a bias about
who provides services Aow. On the other hand, the system needs to be
focused laser-like on results and how best to serve citizens.

o Seamless links across the system. The human services system is not self-
contained. It needs to be linked seamlessly to the corrections system and
to the judicial branch of government.

* Information technology to promote seamless services. An effective system
will require a performance-based information system that integrates
consumer registration, participation and outcomes. The system must
recognize that successful outcomes for individuals and families using
human services are intimately linked to their experiences with other
government services, such as health, judicial, and employment. Effective
information technology will link service providers and make the system
more seamless to service recipients.

*  Conflict resolution. Policy makers and program managers need to develop
aggressive strategies for conflict resolution. Creating a truly citizen-
centered system requires finding effective ways to resolve disputes
between the state and county governments; among neighboring
government units; between government and nongovernmental service
providers; and between the service system and citizens.

Building a framework for human services

The Commission has viewed with great concern the stress between the state and
county governments in human services. The problem grows in part from the mismatch of
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roles inherent in the current funding system. The state has historically relied on counties
as its administrative arm to delivery human services. State courts impose their own
requirements, especially for juveniles, for those who pass through that system. The state
provides much of the funding. It requires counties to match state aids. Counties add their
own funding—an “overmatch”—to pay for additional services. Needy individuals
contend that the state-county system leaves too many individuals without services.
Taxpayers contend that they aren’t sure what good the money buys. It’s a system, in

short, straining under heavy demands, deeply rooted conflicts, and a mismatch of
responsibilities and funding, of policy decisions and policy execution.

Over the years, this has worsened conflict in the system. State officials worry that
they are unsure of what results the counties produce with the state money they spend.

County officials argue that they are required to provide state-mandated services without
adequate state support.

The Commission’s work is only the first step in improving Wisconsin’s state-
local partnership. To get the relationship moving in the right direction requires that a
forum or process to bring the local, state, and stakeholder communities together. There is
a missing yet fundamental need to come to agreement on the human services system’s
overall direction, mission, goals, and strategies. Therefore, the Commission concludes
that the state ought to align policy decisions with budget decisions. The state human
services system ought to become a genuine system, with citizens at the center. In
particular, the Commission recommends: ' '

67. Starting in 2001, the state ought to create a strategic planning
process fo determine those human services outcomes the state
wishes to produce. This process ought to examine: which outcomes
the state seeks; the desired level of these outcomes; who ought to
have responsiblility for delivering outcomes and how this process
ought to work; who ought to pay for which outcomes; and how to
hold the process accountable, including how to assess
performance. This process ought fo be completed by June 30,
2003. It ought to establish a date cerfaln by which the system
envisioned by the strategic planning process will be put into place.

There are several compelling reasons for launching this process:
¢ Responsibility and accotmtabilify are clear and consistent.

 All major tasks are integrated—service delivery standards, policy development,
and funding.

e The system would promote consistent treatment and services statewide.
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¢ Most federal laws hold states primarily responsible for federal human service
programs. ’

¢ It would align funding with responsibility: property taxes for locally oriented
services, state taxes for statewide services.

For this process to be effective, it must involve the governments with the most experience
and background in human services. In particular, the state’s counties can play a very
valuable role in this process. Therefore, the Commission concludes:

68. The state and county governments ought to join collaboratively in
the statewide sirategic planning process. These governments ought
fo work together to define the outcomes to be sought and the
measures by which success in achieving these outcomes will be
assessed. '

Justice services

The public expects a high quality of life. Public safety and safe streets are
fundamental to the quality of life. Wisconsin’s justice system is essential to achieving
that goal. The Commission found that the $2.5 billion state-local justice system, in
general, does a good job.

However, the Commission is concerned that overlapping responsibilities create
significant inefficiencies in the system. At the state level six agencies and two branches
of government have prominent responsibilities. At the local level 72 counties support the
system. Within each county, several enforcement agencies contribute as well. Cleatly
there is overlap in responsibility. ~

The current roles and responsibilities are generally clear. The state is prescriptive.
The counties are administrative. But the Commission believes that aligning
responsibilities and funding could significantly improve the system’s functioning. The
system’s finances come from general tax revenues (at both the state and county levels),
court fees, and aids provided by the state.

It is important to the integrity of the justice system—and the constitutional right
of citizens to equal protection under the law—that the system be applied uniformly
throughout the state. Therefore,

69. The Commission recognizes that justice is a state function. The
justice system ought to freat all citizens in Wisconsin the same.
Therefore, the Commission concludes that the state government
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ought o move, as soon as practical, to full fuhdlng of the justice
system. The same principles that the Commission has
recommended for human services ought to be applied to the

Justice system: The state ought to purchase outcomes from counties
through performance coniracts.

Building a performance-based systém

The Commission recommends that Wisconsin move to create performance-driven

human services and justice services systems. The system ought to focus on outcomes and
results, not inputs and formulas.

Staging the transition

The Commission therefore believes that the transition to the new human services
and justice systems should be launched in stages. In general,

70. The Commission recommends that state expenditures for the
counly shared revenue program fund the first phase of the
fransition to state funding for human services and the justice
system. The Commission belleves quite firmly that no reduction in
any part of the county shared revenve program should occur for
any purpose but state assumptlion of the cosis of the human
services and justice sysiem transition. Moreover, no reduction in

any part of the county shared revenue program should occur until
the transition to state assumption of these costs.

In the course of its deliberations, some county officials have expressed the concern that
- the county shared revenue might end, in whole or part, before the state assumes the cost
of programs funded by shared revenue. As a way of strengthening the partnership
between the state and county governments, the Commission believes that the shift in
funding should occur in good faith, with reductions in county shared revenue occurring
only as the state picks up equivalent costs in the human services and justice programs.

Based on the best estimates obtained by the Commission, it appears that the

current county costs of these programs exceed the amount of shared revenue now
provided the counties. Therefore,

71. The Commission proposes that priorities be set to guide the state's
fransition from a mixed state-county funded system to one that is
state-funded and state-led. The Commission suggests that the state
assume the costs of programs in the following priority order: circult
court operaﬂons, Juvenile ]usﬂce programs that include delinquent
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and status offenders, including all out-of-home care costs; child
welfare programs, including the abused and neglected children
program; other juslice programs, including the costs of district
altorneys and the state's public defender program for indigent
defendants; and, finally, other human service programs, as
determined in the strategic planning process.

The Commission recommends several initial timelines to guide the transition procc;ss:

-72. The state ought to assume the cost and leadership of circuit court
operations on January 1, 2002. Counties are on a calendar-year
budget and the Commission believes that this would make the
fransition more workable. '

Moreover,

73. The state ought to assume the cost and leadership of juvenile
justice programs on January 1, 2002. _

In human service programs,

74. The state ought o assume the cost and leadership of child welfare

programs, including the abused and neglected children program,
on July 1, 2003.

Implementing these changes will require carefully planning to minimize adverse
effects on state and county revenues and budgets. The Commission proposes the
transition to occur over several fiscal years. Managing the transition will require detailed
state-county implementation planning. This planning will need to be based on audits of
costs and plans for the phase-out of county shared revenue to state funding. Due diligence
will be required to ensure that adequate shared revenue is transferred to properly
administer the new service delivery system. The Commission reiterates its
recommendation that this transition be managed to ensure that all reductions in county
shared revenue go immediately into state assumption of these costs.

Managing for performance

The people of Wisconsin deserve a smooth-running, well-coordinated human
service system. This system ought to deliver genuine value for the money invested. As a
decade of policy innovation in the state has proven, effective human service delivery does
not require the government that pays for a program to deliver it. Rather, the government’s
responsibility is to ensure that whoever can do the job best does the job: to set clear goals
and to hold it service partners accountable for results.
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Effective human services depend not only on managing individual programs well.

- They also depend on the ability of front-line managers to weave together related

programs, ranging from day care and transportation to job training and juvenile justice,
into a coherent whole. An effective human services system depends on building a citizen-
centered system, with a case-management approach that shapes service coordination.

Counties do not need to provide the services themselves. Indeed, in W2 and in
many human services programs, counties have contracted out the administration of these
programs to nonprofit organizations and for-profit companies. Some counties have
chosen to opt out of these programs; in those cases the state has found other “general
contractors.” The Commission believes that counties ought to continue to have the right
to opt out of the “general contractor” role. The Commission also believes that the broad
system of county contracting for human service program delivery ought to continue. In
general, however, the Commission concludes that the state ought to shape policy and
provide funding; counties ought in general to serve as “general contractor” for their
citizens; and that services ought to be provided by whoever can do the job best. This
strategy will ensure effective services and ultimately hold elected officials, at both the
state and county levels, responsible for results. Therefore, the Commission believes that:

75. The state ought to choose the county as the “general contractor” if

the county is willing to deliver the outputs defined by the state's
sirategic human services plan, at a price mutually agreeable. The
principle Is that statewide outcomes ought to seek statewide goals
and receive state funding; the general contractor's primary
responsibllity is to create the network to deliver the services. If any
county Is uninterested or unwilling to play this role, the state ought
fo be free to find a different general contractor—another county, a
multi-counly agency, a nonprofit organization, or a private
company. All general contractors ought to be responsible for

promoting the Integration of related services and for ensuring
effective service delivery.

If one level of government—the state—defines programs and raises money, while
another level of government—the counties—takes responsibility for managing programs,
how should accountability work? The Commission believes that effective programs
depend on building a straightforward connection between policy and management:

76. The basic accountabllity relationship ought to be defined by

performance contracts between the state and its county partners.
In these annual performance contracts, the state ought to define
the outcomes it wishes to purchase. The state and counties ought to
negotiate a mutually agreeable price for these services. The
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counties ought to have flexibllity in determining how best to deliver
these services, subject to reporting to the state on performance in
achieving the state-defined outcomes. Both the price and service
expeciations ought to be defined by best practices In the
Wisconsin human services system. '

The performance contracts ought to secure the state’s investment and to maximize local
discretion: :

77. The Wisconsin human services system ought to create strong
incentives to manage children in the most local, least restrictive,
most effective approach. In particular, the state ought to focus, as
much as possible, on devoting resources to prevention-based
programs at the front end of the process instead of problem-
reducing programs on the back end. The state ought to consider a
capitation-based model, which would focus on allocating funds to

service recipienis and then allowing service providers to determine
how most effectively to serve them.

The cornerstone of this system is providing the general contractor with operating
flexibility, with accountability secured through an effective performance system. -

78. If the general coniractor can deliver the services at less than the
negotiated price, the general conifractor ought to keep the
balance. If the general contractor spends more money than the

negotiated price in delivering the service, it is responsible for
paying the balance.

This performance contract system shifts who pays for services: the state

government, for services where statewide access to a consistent level of services is a
statewide goal. It shifts sow the system is held accountable to both service recipients and
taxpayers: clear contracts will define what outputs the state is buying from the general

contractors, how much the services will cost, and how the general contractors will Teport
on the results they produce.

The Commission believes that such a system would both improve the system’s
results and reduce the tension in the system. Nevertheless, the Commission clearly

recognizes the challenges that such a system presents. No state in the nation has gone as
far in creating such a clear performance contracting system based on best practices.

To make the system work, the Commission understands that it will require strong
information systems and cffective managers. In particular,
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79. The state Depariment of Health and Family Services should create a
statewide human services information system. This system should
collect the basic Information needed to secure effective
performance-based program management.

Without such a system, it will be hard to determine what services the state should
purchase, what they should cost, and how to assess who benefits. Wisconsin fortunately
does not have to build from scratch. Over the years, the state and county governments
have gradually been building the elements of such a system. However, the Commission

believes that the last elements of the system ought to be put into place. Effective service
delivery depends on it. ‘

Making this system work will require building new capacity. The system will
create new challenges for state and county officials alike. To meet these challenges, the
Commission believes that the state will need to develop an aggressive support system.
Many of the pieces of this system already exist, but key elements need further
development and broader implementation. In particular,

80. The state shovld encourage the development of a system that:
identifies best practices in the delivery of high-performing human
service and justice services programs; provides training to state
and local officials in creating and managing performance-based

systems; and works with both state and local officials to reduce
conflict In the system.

The Commission believes that the last point is especially important. In the course of its
work, the Commission has discovered substantial, ongoing conflict among members of
the service system. Most of these conflicts can be resolved. But doing so will require
strong commitment by all parties to strengthening the state-local partnership. Focusing
more on performance than on formulas, the Commission believes, will prove an
important first step. However, the Commission also believes that all parties should work

diligently to develop new strategies for identifying sources of conflict—and for resolving
it '

Sumrﬁary

Through these recommendations, the Commission believes that the state-local
partnership will become stronger. The respective roles of both the state and county
governments will be clearer. Funding will be aligned with policy decisions. Programs
with true statewide impact will be delivered on a more uniform basis. Performance

contracts will hold program managers responsible for the outcomes they produce while
giving them far greater flexibility in determining how best to meet them.
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As a result, the Commission concludes, Wisconsin’s citizens—especially the
state’s most needy and vulnerable citizens—will receive far better services. Wisconsin’s
taxpayers will get a better deal. And the state-local partnership will be far more effective
in delivering services that enhance the state’s quality of life, for all citizens.
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This bill requests that the J. oint Committee on Legislative Organization review
the report issued by the Commission on State-Local Partnerships for the 21st
Century (Kettl Commission) as it relates to the state aid to counties for human
services and justice services. The bill further requests that the committee make‘g);_
recommendations to the legislature regarding the provision and funding of human
services and justice services based on its review of the Kettl Commission report.

The people of the state of Wisconsin, represented in senate and assembly, do
enact as follows:

J
SECTION 9109. Nonstatutory provisions; circuit courts.
(1) REVIEW OF KETTL COMMISSION REPORT. The Joint Committee on Legislative

Organization is requested to review the report issued by the Commission on
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SECTION 9109
State~Local Partnerships for the 21st Century as it relates to the state aid to counties
for human services and justice services. The committee is requested to make
recommendations to the legislature based on that review, including
recommendations regarding all of the following issues: |

(a) Which, if an;;\human services and justice services should become the state’s
5 _

responsibility.
_, (b) What should be the timetable for any state takeover of any human services
and justice services.
(¢) What performance outcomes should be established for any human services

and justice services assumed by the state.

(d) What state or local agency or department or other entity should deliver the
human services and justice services assumed by the state.

(e) A How fund any human services and justice services assumed
by the state, considering the funds currently available to the counties for these
services under the %ﬁg shared revenue program.

(f) Whether any of these human services and justibe services should be provided
by a private agency or business.

(END)
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Thls b111 requests that the J oint Commiktee on Leglslatlve Orgamzatlon review
the report issued by the Commission on Ptate-Local Partnerships for the 21st .
Century (Kettl Commission) as it relates o the state aid to counties for human
" services and justice services. The bill further requests that the committee make = -
recommendations. to the legislature regarding the provision and funding of human Sl
~ services and justice services based on its revi >w of the Kettl Commissionl _report. ' /7

The people of the state of Wisconsm, represe ted in senate and assembly, do
enact as follows. . _

2. } SECTION 9109, Nonstatutory prov1s ons, circuit courts . '

( REVIEW OF KE'I'I‘L COMMISSION REPORT ‘he J omt Commlttee on Legnslat@
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SEcTION 9109

State~Local Partnershjps for the 21st Century as it relates to the state aid to oounties '

for human services and justice services The committee is requested to make'
' recomm_endations to the leglslature based on that review, mcludmg -

o recommendations regarding all of the follo'wmg issues: .

(a) Wh1ch if any, human services and Justlce semces should become the states

) respons1b1hty

(b) What should be the timetable for any state takeover of a.ny human services

-and Justlce serv1ces

(c) What performance outcomes should be estabhshed for any human services: -
and Justlce serv1ces assumed by the state. o

(d) What state or local agency or department or other entlty should deliver the

: lhuman services and Justlce services assumed by the state.

“(e) How would the state fund any human services and Justioeservices assumed

h by the state, cons1der1ng the funds currently avmlable to the countxes for these

' semces under the shared revenue program

(f) Whether any of these human services and Justlce services should be prov1ded;
by a private agency or busmess ‘ :

(END)
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This bill requests thatthe Eemmittee~onlegislative Qrgamzai;wn—rewew
the report issued by the ‘Commission on State—Local Partnerships for the 21st
Century (Kettl Commission) as it relates to the state aid to counties for human
services and justice services. The bill further requests that the committee make
recommendations to the legislature regarding the provision and funding of human
services and justice services based on its review of the Kettl Commission report.

The people of the state of Wisconsin, represent?_rsenate and assembly, do

¢ llo ®)
enac fo3 /( o /7§r{

2 ~ SEcTION 9164, Nonstatutory provisions; Ut
3 (1) Review oF KeTTL CoMMmIssiON REPORT. The Joint ,Z‘ommittez on Yegislative

4 /Oq'ganization is requested to review the report issued by the| £émmission on
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SECTION 9109
State—Local Partnerships for the 21st Century as it relates to the state aid to counties
for human services and justice services. The committee is requested to make

recommendations to the legislature based on that review, including

- recommendations regarding all of the following issues:
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(a) Which, if any, human services and justice services should become the state’s
'feéponsibility. | |

(b) What should be the timetable for any state takeover of any human services
and justice services.

~ (¢) What performance outcomes should be established fo? any human services

and justice services assumed by the state. |

(d) What state or local agency or department or other entity should deliver the
human services and justice services assumed by the state.

(e) How would the state fund any human services and justice services assumed

| by the state, cdnsidering the funds currently available to the counties for these

services under the shared revenue program.

(f) Whether any of these human services.and justice services should be provided

. by a private agency or business.

(END)
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AN AcT ...; relating to: the budget.

Analysis by the Legislative Reference Bureau
STATE GOVERNMENT

OTHER STATE GOVERNMENT

- This bill requests that the Joint Committee on Legislative Organization review
the report issued by the Commission on State-Local Partnerships for the 21st
Century (Kettl Commission) as it relates to the state aid to counties for human
services and justice services. The bill further requests that the committee make
recommendations to the legislature regarding the provision and funding of human
services and justice services based on its review of the Kettl Commission report.

The people of the state of Wisconsin, represented in senate and assembly, do
enact as follows: '

SEcTION 9132. Nonstatutory provisions; legislature.
(1) REVIEW OF KeTTl, COMMISSION REPORT. The joint committee on legislative

organization is requested to review the report issued by the Commission on
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SECTION 9132

 State-Local Partnerships for the 21st Century as it relates to the state aid to counties

for human services and justice services. The committee is requested to make .
recommendations to the rlegisléture ~based on that review, including
recommendations regarding all of the following issues:

(a) Which, if any, human services and justice services should become the state’s
responsibility. |

- (b) What should be the timetable fof any state takeover of any human services
and justice services.

(¢) What performance outcomes should be established for any human services
and jﬁstice services assumed by the state.

(d) What state or local agency or department or other entity should deliver the
human services and justice services assumed by the state.

(e) How would the state fund any human ser"_vices and justice services assumed
by the state, considering the funds cﬁrrently available to the counties for these
services under the shared revenue program.

(f) Whether any of these human services and justice services should be providéd ,
by a private agency or business.

(END)




